The International Drinking Water Supply and Sanitation Decade (1981)(1982)(1983)(1984)(1985)(1986)(1987)(1988)(1989)(1990), has called for a whole new approach to water sector development. The spotlight is on communitiescommunity participation, community management, community financingand away from national and local government structures. In this paper it is argued that the Decade rhetoric has not crested the capacity and infrastructural networks to achieve and sustain its objective of universal water and sanitation coverage. The result is a contradiction between strategy and structures. It is concluded that community participation and community management may be conducive to achieving the Decades target; but are not sustsinable alternatives to strong local and national government institutions in the water sector.
development. On closer examination it would appear that the foundation is built on very unstsble around.
In this paper we would like to address some of the major guidina principles on which the so called "Decade Approach" was built, with particular reference to the wster sector.
DECADE APPROACH
The initial WHO (1981) ststement summarized the Decade approach as follows:
"The Decade must contribute to implementing primary health care; water supply and sanitation development should be complementsry and they should be jointly assoc iated with other health development; policies and programmes should be focused on rural and urban under-served populations; full coverage should be achieved through reproducible, self-reliant and self-sustainin a programmes ; the people for whom the services are intended should be assoc iated with all sts&e& of programme and project development; the Decade should be a matter of collaboration � all contributing sectors. It is evident, too , that if they are to be self-reliant and self-sustainin g, programmes will require a new approach to the role of community-based manpower; community workers must be provided with information and logistic and operational support from the appropriate government service. "
The implementstion of the Decade approach concentrated on some aspects of this ststement more than others. Sanitstion always lagged behind water coverage. Government services did not like the role they were delegated and were not very forthcoming with support for community workers. During the course of the Decade far more emphasis was placed on community self reliance. The meaning of appropriate technology was also distorted. The major guiding principles which we wish to address are:
Target Setting Community Participation Community Management Community Financing Privatisation Appropriate Technology
What follows is a brief critique of these strategies:
T",.,et Setting
The apparent logic of setting the universal water and sanitstion tsrget by 1990 was to create political awareness . Target setting helps large organisations to focus their attention and it is also good for publicity and fund raising. It is debatable as to whether the selection of unrealistic tsrgets is beneficial to the advancement of the objectives. As the WHO sponsored malaria eradication campaign showed, failure to achieve the target can be counter productive and lead to total disillusionment. The Decade approach may have called for self-reliant and self-sustsinina proarammes , but the implementstion focus was on reaching targets as manifested by coveraae ststistica. This form of myopic thinking affected the reasoning process and orientstion of the Decade. The goal to provide as many people as possible with community water supply and sanitstion, was interpreted by most sector agencies as a mandate to construct as many new systems as poasible between 1981 and 1990. The major increases in spending were often overlaid upon weak existing programmes which had already reached or exceeded their ability to properly absorb external support for capital expenditure (Feachem 1980) . Priority given to works overshadowed the problem of lona term operation and maintenance and the reluctance of aid agencies to support recurren t coats.
Comm ufliJy Pat1idpGtio n
The most radical Decade approaches which are continuing unabated into the 1990's are Community Participation and Community Management.
"Members of local communities are to be involved in all aspects of water/sanitation, from plannin g constructions and financing, to training, operation and maintenance" (UNDP 1980) . In simple terms, community participation refers to the involvement of the people in a community in development projects (Whyte 1986 ). Rifkin et al. , (1988) defined it as a "social process whereby specific groups with sbared needs living in a defined geographical ares actively pursue identification of their needs, take decisions and establish mechanisms to mee t their needs . "
The conventional water sector model corresponded for most countries to a continuous extension of service areas, which would be achieved through gradual decentralization of structures and resources, so that coverage would be extended from capital cities to medium size towns and finall y to the rural villages (Laugeri 1986) . Although logical, this model has proved difficult to apply essen tially because it does not adequately account for the constant rehabilitation and improvement needs of existing systems, which result in giving better water to those alresdy served, rather than extending the service to new populations (Laugeri 1986) . In essence the Decade proposed community participation as an alternative to the centralised goverDJDell t system. It was seen as an equitable solution whereby communities could identify their own needs in the water and sanitation sector and take incentives to mee t these needs in the form of locally appropriate solutions. Thus communities would participate in the building of new facilities, reduce costs, extend coverage and contribute towards achieving the universal target.
The problem with this approach was that many communities had difficulty identifying their needs, as frequently they did not realise they had a problem, especially in the sanitation sector, and when they did were not aware of the options. In the Primary Health Care model community motivators, in this case health workers, are supposed to help communities identify their needs.
Under the acc elerated development pace of the Decade there was frequently not suffi cient·time for this; it threstened target achievements and besides was costly and difficult to organise as the health workers were alresdy over burdened. More often than not the solution to the dilemma was to tell the· poo r deprived communities' what water system or latrine they should want if only they knew what was good for them.
AB eloquently put by Chambers (1983) ..• "some will say the rural poo r do not know what is in their interests or that with grester awareness (which is liable to mean by agree ing with the outsider) they would have other priorities .•. .. or that they must be enabled to see what they would want if they knew what they reslly wanted. "
It is now generally recognised that community participation is a very vague and open concept and there is great discrepancy as to what exactly participation or even community JDeIII IS . The all encompass ing "catch phrase" is based on the assump tion that communities are homogencous, harmonious units esger to work together in the pursuit and satisfaction of their communall y "felt needs". In the culture and tradition of many developing countries, allegiance to family and ethnic group is far stronger than to a community defined by geographical ares. Case studies by Land (1987) , Feschem. (1978) and Midgley et al (1986) , reveal the complexity of personal reiationshipa, power struggles, ethnic rivalry and technical hitches that complicate a difficult organisational process . If community participation was the Decades'response to the problem of extending coverage, community management could be see n as the Decades' answer to maintaining the functioning of the system installed.
Community MalUlgement
Community Management aims to "empower and equip communities to own and control their own system" (New Delhi Consultation 1990).1t entails decision making not necessari ly just the provision of labour. It goes beyond participation to encompass ownership of and responsibility for water supply and sanitation services.
The community management philosophy envisages a "changing role for governments, from that of provider to that of promoter and facilitator, enabling local, public, private and community institutions to deliver services" (New Delhi Consultation 1990). The rational behind the concept is that the pride of ownership would be an incentive for communities to care for and maintain their system without government help, which was not forthcoming anyway. A collaborative partnership is envisaged between the community and the government "in which neither is dominant and each understands and accepts its role" (New Delhi Consultation 1990).
This ideological approach is far removed from the reality of most developing countries. By the end of the Decade the legal ownership status of the equipment has not bee n resolved. Water is frequently looked upon by politicians as an important political patronage too l and they are reluctant to give its management and ownership over to communities, where its express ion could alienate the present source of political power. The majority of government and aid agencies encourage community organisation only when it results in making a greater contribution to development objectives set by others, not when it results in greater demands. "Participation is applauded; encounter is not" (Chauhan 1983 ).
Due to the lack of real national government commitment to the community participation initiative, the Decade supporters turned to Non Government Organisations (NGO's) for support.
The New Delhi Consultation (199O), called for the role of NGO's to be "reconfirmed and strengthened as they have the flexibility and credibility necessa ry to replicate what has become known as the Decade approach". Are they capable of providing a sustainable, vital national infrastructural service?
The support structures necessary for the functioning of the community participation and management approach in the water sector are not present in most places. The intersectoral approach has generally failed. The result is a contradiction between Decade strategy and National structures. Thus communities, aided simply by western ideology and sometimes transient western aid, are left with the ominous task of becoming masters and guardians of their universe.
Community participation and community management have rarely bee n a component of water and sanitation systems in the West (Feachem 1980) . Tilell why are western donor agencies so enthusiastically imposing it on other cultures and societies, without sound research or proof that it is a viable option? What are extolled as success stories are generally externally supported pilot demonstration projects. The two most frequently quoted community water success stories are the externally supported Malawi gravity feed water system and the Kwale District Handpump project in Kenya. For instance, the Malawi "self help" project has had financial and technical support from several donors including the governments of Canada, West Germany, Sweden, the UK and the US; the World Bank, WHO, UNICEF, UNDP, the United Nations Capital Development Fund, the World Meterological Organisation,the European Development Fund, the African Development Fund, the African Development Bank and the Christian Service Committee (Chauhan 1983) . Using donor resources almost any programme can be made to succeed . The difficulty lies in replicability and permanence. The move from pilot project to regional or national programmes has bee n fraught with difficulties. Large scale implementation requires that the structural and systems wide issues from which small scale projects are effectively protected have to be faced (Pyle 1982) .
Community involvement in the water sector may be desirable, perhaps even indispensable in rural systems; but it is time we left the rhetoric aside and concentrate on defining what exactly is the realistic community input to the sector. The role of the community, national government, local government, and the private sector need to be clearly defined within a country specific viable legal framework. In the final analysis it is the 'poo r deprived communities', about whom so much has been written, that will suff er most from simplistic and unsound 'doctriDaire' donor theories.
Comm unity Ffntmdng
When it was recogmsed that community management was impossible without acces s to resources, and given the reluctance of donors to provide for recurren t costs and the inability of governments to do so, again the onus was placed on communities to raise the necessary funds.
The feasibility of 'free' water in developing countries, as elsewhere, is questionable. Water supplied free of charge to some consumers, limits the extension of services to others who should have equal rights to it (Laugeri 1990) . Obviously this is not equitable and tends to favour the urban consumer. Only rarely does the consumer of water and sanitation services pay more than a fraction of their cost; it is taxation and public borrowing that largely supports them (Ridgley 1991) . As such funds are limited relative to the myriad needs of developing countries and under the pressure of structural readjustment policies the case for more effective cost-recovery is strong.
Community fiDancing in theory guarantee s the maintenance, renewability and thus sustainabili ty of the water and sanitation system installed. It also allows government funds to be used for capital investment. It has become a major component of the Decade approach with the World Bank in the vanguard.
Cost-recovery is closely linked to the technology choice. There appears to be scope for greater cost recovery especially in urban areas, where at present the poo rest segment of the population in peri-urban and shanty town areas, are possibly the only people who pay water vendors the real cost price. But is there political will to increase the water charges of the urban elite, on whose support many governments depend? The powerful have greater acces s and consumption needs than the less fortunate (Pickford 1990 ). Alteroatively the emphasis or cost recovery orients new investments towards places where there are people with cash money to cope with the requirements. Thus it reinforces the preference given to urban areas or more generally to the developed and modernizing portions of the country, further neglecting the traditional and poor segment of the population which are rural and peri-urban (prost 1989). Consideration of equity issues would tend to reorient programmes towards rural and peri-urban areas (which have been the focus of IDWSSD); where as cost-recovery and the challenge of urban demographic growth have caused a swingback in favour of urban interventions in the water and sanitation sector. Technical solutions may help contain the urban problem but they will not solve it, as hasically the root problem is social not technical.
Privatisatio n
As a result of structural readjustment and in order to receive loans from interoational bodies such as, the International Monet.'U·y Fund and the World Bank, developing country governments are succum bing to pressure for greater privatisation in the public sector. The major argument for privatisation of the water sector is tliat it would alleviate some of the problems inherent in government bureaucratic systems and thus increase efficiency, services and lower cost (Lewis & Miller 1987) . It is based on the principle that competitive environments create strong efficiency incentives. If this is so why, as pointed out by Caimcross (1987) , have so few industrialised countries seen it fit to privatise their water services? A distinction needs to be made between the privatisation of national infrastructural services in developed and developing countries. The governments of developed countries can draw up legally binding contracts with the private sector, and have the capacity to enforce them. The national 'watchdog' service can verify that water quantity and quality standards are adhered to. This system is very weak or non-existent in moat developing countries, and thus places the consumer at the mercy of the private entrepreneur .
The competitive efficiency argument ignores the fact that in developing countries the economics of scale of most municipal piped water supplies give rise to natural monopolies.
AdditiOll8l l y interest rates and rates of profit are usually high, reflecting economic risks. This erodes some of the efficiency gains that might occur . Neither is it certain that any gains in efficiency would be passed on to the consumer (Caimcross 1987) .
In the final anslysis the raison d'etre of the private sector is financial profit, which tends to ipore equity concerns. Some forms of privatisstion may well be beneficial, for instance the settin g up of local well drilling companies or the fabrication of locally needed water and sanitation technologies, like pumps, pipes, fittings and latrine coveralabs. There may also be scope for the sub-contractin g of government services, like meter reading, collecting funds etc. Whether total monopoly of a vital national service should be placed in the hands of the private sector needs careful consideration and research.
AppropriDle Technology
Appropriate technology can be defined ss "that process or technique which provides a sociall y or environmentally acceptable level of service or quality of product at the least social cost" (Gunnerson 1978) .
The Decade statement acknowledged an initial lower standard of service as necessary in order to improve coverage. The aim of appropriate technology was not only to reduce costs; "but installations should be simple to operate and maintain using the knowledge available in the villages and small town concerned . Technologies should be chosen that economise on foreip exchange and encourage local employment" (WHO 1981) . Unfortunately this thinking did not carry through into the implementation stage. Black (1990) stated that ••. "in a very real way the IDWSSD hss been the Decade of the handpump with UNICEF in the vanguard, with the India Mark II model." She goes on to describe that "in communities all over the developing world the familiar clank-claak of the pump handle and the soft rattle of the piston and coupling rod have become as familiar on the morning and evening air as the birds waking or the frogs complaining before going off to bed. "
This romanticised view from one of the major multilaterals in the water sector, appears to be a serioua case of ' rural development tourism'. There have been problems in the operation and maintenance of handpumps with up to 80" out of order at any one time (Waltera 1989) . Contrary to the original definition, handpumps c.ann ot always be maintained uaing local knowledge and foreip exchange is needed to buy spsre parts. The technology necessary for drilling bore holes, was far more conducive to reaching Decade targets, and easier for donors to organise, than alternatives such as hand dug wells or rainwater catchment tanks. In Decade terms, communi ty participation almost never means choosing and developing the technology. If communities in Africa were given a choice, would they choose a handpump whose spare parts they had to send to India for, and pay for with hard currency? Instead the Decade strategy was to educate the • taraet population' that this is the best technology for them, and thus they must use it, care for it and finally pay for it. The approac h savours of arro gance, while simultaneoualy creating the ill usion that communities are in c:harp of their own destiny.
We need to take a closer look at what exactly Appropriate Technology means. What is appropriate in one developing country or in one village is not neceasaril y appropriate in the next.
Perhaps in many circumstances the truly appropriate technology is the existing one. Open hand dug wells, ameliorated with simple pulleys, protection covers and drainage aprons may be a far more appropriate and sustainable technology choice than imported hand pumps (Howard 1990) .
The suitability of hand dug wells depends on the depth to the water table and is thus not feasible in all situations. The health orientation of the Decade also affected technology choice. It was generally assumed that the microbiological quality of water from handpumps to be better than that from open wells and thus safer to drink, but put into context this detail may not be so important.
Firatly, research suggests that acces s to water in sufficient quantity is more important for health than microbiological quality (Gorter et al. 1991 , White et al. 1972 , Caimcross , 1988 . What are the health impacts of out of order handpumps? Secondly, even if water is crystal clear and in abundant quantity when it flows from the handpump, it may not be in that condition when it is consumed. The Decadc'sanswer to this dilemma is better health education. Health education is important, but the ability to practice what it advocates depends very much on the socio-economic condition of the recipients.
As stated by Agarwal (1981) .. "ill-health is created and sustained within a complex ecology of rura1 and urban poverty". Clean water and sanitation by itself will not bring health. Perhaps we need to be less concerned with targeting water and sanitation interventions simply for their statistically defined health impacts and acknowledge them as basic human needs -a human right.
THE WAY FORWARD

Learning From Experience
"The process of learning is for the most part a revision of our disappointed expectations" says philosopher Karl Popper.
If the decade approach to water sector development has so many inconsistencies and obvious pitfalls, then why has this not bee n acted upon in over ten years of project evaluation? Why are we invited to continue with the same strategies into the next Decade without thorough and critical asses s ment of the preceding one?
It would appear that the system the Decade has set in motion is untouchable. The onus is on the recipient developing countries to organise themselves around its • guiding principles'; rather than the approach acknowledging the constraints and reality of each individual situation. When the • target population' (communities) reject its doctrine, the solution is to send in the motivators to better educate them. When national and local government infrastructure cann ot acco mmodate it;
bypass them. NGO's are considered more suitable for spreading the • gospel'.
Research by Hulme (1989) explored the fundamental weakneas in conventional approaches to project evaluation. Such approaches treat the lesso ns of experience as neutral technical knowledae, without taking into acco unt the partisan way in which domestic and international plannin g and implementation agencies handle experience. Certain lesso ns are highlighted whilst others avoided or even suppressed . He concluded that "actively not learning from experience is as much a part of organisational process as learning from experience". It follows that the evaluation of Decade projects needs to concentrate less on technique and procedure and more on the informal personal advocacy, bureaucratic politics and organisational process . An examination of the organisational process and 'world view' of the mentors of the Decade approach is thus very important, but beyond the scope of this paper. Suffice it to say that.. "the selection of criteria is based on implicit value judgement that may distort insidiously the apparent rationality of choice" (prost 1989).
Alte11lll li ve Approaches
Case for Institutional Development:
Inadequacy of institutions and the insufficiency of trained profess ional staff are still ranked by Governments as two of the most important constraints to programme implementation (UN Economic and Social Council 1990). The new international consensus is that governments of developing countries are not capable of delivering services and should adopt an 'enabling' role, in order to allow the private sector, non·governmenl organisations and communities to deliver services. This system poses serious equity and sustainability problems, especially where there are no regulatory mechanisms in place. Neither has is bee n established that it would necessaril y be more efficient in the water sector than public bodies. An alternative is a more serious attempt at institutional capacity building, which could accommodate realistic inputs from communities and the private sector, but would maintain overall accountability for the sector. The Decade chose to ignore this topic and instead concentrated on "rapid coverage" at the expense of sustainability. Community management was little more than a convenient 'scape goat'. "The Decade plan is not intended to analyze the existing institutional framework for water supply and sanitation and propose solutions that generall y aim at increasing efficiency; rather it aims to remove underlying weaknesses . The plan would set long term goals with respect to coverage, and would support programmes to remove the constraints on rapid coverage" (WHO 1981) .
National Governments are frequently plagued by highly centralised, fragmented and inefficient institutions in the water sector. Overstaffing, use of poo rly trained managers and staff, tolerance of excessive losses of production (half of all water produced is unacco unted for), inadequate metering, billing and collection, corruption, indebtedness , low wages and low morale are endemic in the sector. If the overriding purpose of sustainable development is "to build up capacity in the recipient countries so that it can solve its problems with its own resources and become less dependent on outside support" (Schultzberg 1988) ; then surely there is a vital need for more careful asses s ment of the role of a strong national and autonomous local government institutions in the water sector. Developing countries need to adapt the heavy civil service bureaucracy they inherited from colonial times to present day needs and reality. Responsibility for rural water services should be decentralised to the lowest possible level, within a national policy framework. Greater institutional efficiency, better trained and motivated staff with a progress ive caree r structure, more effective cost recovery and clearly defined roles for communities and the private sector could help finance this process.
As the limitations of community management have become more obvious it could be argued that a more sensible approach would be for donors to direct their funds into local government, tagging them for water and sanitation interventions. This would necess itate the development of plans at district or regional level which could consider the issues of equity, appropriate technology, cost recovery, and effectiveness, rather than the present system of performing once-off projects which never develop the management skills or institutional structures necessary for long term maintenance, planni ng and sustainability. Neither is the private sector capable of filling this gap. Some of the Decade solutions have proved effective in the short term, but require continued 'propping up' by external inputs to sustain the results. Institutional capacity building is a slow and gradual process , frequently lacking visible results, but is esse ntial for the long term continuity of self reliant systems.
Planning
Generally prevailing institutional arrangements, where water sector responsibilities are fragmented and divided among several ministries, are not favourable to achieving positive co ordinated results in the sector. Curren t sectoral plannin g is often carri ed out in isolation of each ministry or international development agency and only serves the needs of that particular institution (French Ministry of Co-operation and Development 1989). This inevitably leads to duplication and competition which is detrimental to the rational objectives of water supply and sanitation. Moreover the fragmented organization of departments hinders constitution of the multidisciplinary teams now required for the technical, economic, social, health, financial and educational organisation of projects. Planni ng is an indispensable instrument for the management of water resources. But hydrogeological plannin g on its own, often done by outside consultants in the form of "Master Plans", is not enough. These plans are frequently not implemented. This is probably related to the fact that master plans concentrate on technical issues without reference to the prevailing economic, social and political environment which have a major impact on implementation feasibility. Therefore the capacity to critically analyze the context in which change is plann ed emerges as a key element in programme design (Casse ls &. Janovsky 1990). In order to overcome the present unco-ordinated haphazard approach to water sector development, each country needs to draw up a comprehensive sector development policy, setting out the overall realistic objectives and priorities. It should include the identification of responsibilities of all
